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May 10, 1961 


The Honourable R. G. Williston, 
Minister of Lands and Forests, 
Parliament Buildings, 

Victoria, Bras 


Dear Mr. Williston: 


Now that its initial studies of industrial land in 
this region are virtually complete the Lower Mainland Regional 
Planning Board wishes to report to you on the question of the 
proposed Boundary Bay Industrial Development Scheme in the 
light of the overall outlook for development in this region. 
You will recall that our interest in this matter arose out of 
the public hearing which your department held in January 1959, 
and has resulted in correspondence with you on several occas- 
ions since that time. 


On the basis of all the information at our disposal 
we believe that the Boundary Bay proposal is quite premature 
at this stage. We also feel that the proposal is still not 
clearly enough defined to allow all its implications to be 
assessed, or to act as a basis for the commitment of public 
lands. 


Our position on this question is based on the accom- 
panying brief and may be summarised as follows: 
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The Boundary Bay Scheme proposes to produce dyked 
but not filled land, which according to current 
evidence would probably be unacceptable to most 
industries at this time. 


If the area were filled the land produced would 
become more costly and would lose much of the 
price advantage it would otherwise have over 
competing industrial areas. Our studies suggest 
that on this basis Boundary Bay lands, if filled, 
could not compete with potential areas on the 
Fraser River within the next 20 years. 


The development of the Boundary Bay Scheme would 
probably not for many years add to the total in- 
dustrial or economic strength of the region. It 
would, if successful, only divert normal growth 


from another part of the region. 


In our view industrial development along the Fraser 
would be more logical and better for the development 
of the region than a leap-frog development at Boundary 
Bay at this time. 


The proposal would literally change the character of 
the Boundary Bay area, a recreation-holiday-residential 
area of considerable climatic and natural attractive- 
ness, and the only substantial beach area left in this 
confined region. In our view this should not be con- 
templated until it has been clearly proved that this 

is absolutely necessary for the growth of the region. 


We wish to make it clear that we are not questioning 


the integrity of Boundary Bay Terminals Ltd. or their ability 


to raise capital. Nor are we questioning the validity of the 


engineering investigations made to date, although we feel 


that these have not proceeded far enough to define accurately 


Digitized by the Internet Archive 
in 2021 with funding from 
University of Toronto 


https://archive.org/details/proposedboundary00lowe.... 
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the content and cost of the proposal. We note, however, that 
the promoters have not as yet produced any estimates or evidence 
as to the size and nature of the demand-which they anticipate 
for tneir industrial land, bearing in mind the inevitability 

of competition from other enterprises in more central locations. 
We feel, on the other hand, that our studies of the last three 
years enable and entitle us to express an opinion on this point. 


We recognize that you have before you at this time 
several proposals involving not only competition for the 
Boundary Bay lands, but competition between Boundary Bay and 
Sturgeon Bank. We believe that you will; not wish to make 
decisions of this magnitude until the several schemes have 
been sufficiently detailed and authenticated for you and 
your advisers to assessthem with confidence, Furthermore, we 
would psint out that this problem involves the plans and view- 
points of other agencies and interests, notably the Federal 
Department of Public Works and the salmon fishing industry. 


We therefore feel, bearing in mind the scale of the 
proposal and its tremendous consequences for the region, that 
the public lands involved should not be alienated for this 
purpose at this time. 


We recognize that the whole situation will change as 
time goes on and will have to be reassessed at intervals. In 
the meantime the lands in question will not vanish if a few 
more years are allowed to clarify the issue both for the 
promoters and the various public bodies involved. 


Yours sincerely, 


} ae 
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Reser vos, 
Chairman 
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A brief from the Lower Mainland Regional Planning Board to 
the Honourable R. G. Williston, Minister of Lands and Forests 
regarding: 


The Proposed Boundary Bay Industrial 

Development Scheme in relation to the 

general outlook for industrial land 

development in the Lower Mainland 
Region. 


This report unavoidably precedes the Lower lainland 


Regional Planning Board's final report on Industrial Land 


development which is now being completed. It is therefore 


necessary, in order to reach any considered conclusion about 


the Boundary Bay Scheme, to sketch in the general background 


of that report and some of its major conclusions. 


he 


This Board's studies are based on the economic projections 


contained in Manufacturing Industry in the Lower Mainland 


Oe eee 2 retrospect and in prospect published by. the 
Board in January 1960. 


These prospects suggest that in the next 15 years some 
8500 acres of land will be acquired by new industries. 
However, a considerable "surplus" of land in excess of 
actual demand is required at all times if the land market 


is to work freely and without undue rise in land costs. 


Although each industrial firm is unique, industries can 

be grouped according to several characteristics which 

govern their choice of a site: 

(a) specific facility requirements (notably trackage and 
waterfront) ; 

(b) relationship to markets and supplies; 

(c) ability to pay for a site in competition with other 
industries. 

These factors are analyzed in the accompanying draft repcrt 


entitled The technical basis of a plan for industrial site 
development. Furthermore, in this report they have been 
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organized into a systematic process by which the future 
industrial settlement pattern can be predicted ina 
rational way. 


The industrial land resources of the region have been in- 
ventoried according to suitability and availability. In 
addition, significant relationships have been established 
between the relative demand for industrial land at any 
point and its cost. These relationships make it possible, 
in conjunction with the factors mentioned in paragraph 3 
above, to predict the probable behaviour of the free market 
for industrial land. 


Industrial land development in the Greater Vancouver area 
will proceed, as it must, outward from the metropolitan 
area, that is, generally south and east, spearheaded by the 
demand for deepwater frontage. This will proceed naturally 
to a point, between 1966 and 1971, when all the available 
sites on Burrard Inlet and the Fraser River up to the Pitt 
River junction have been taken up. Up to this point we can 
see no possibility that new land in Boundary Bay could com- 
pete with existing land, primarily on account of cost.* But 
at this point a problem will face the region - how to accom- 
modate the further demand for deepwater land, amounting to 
1900 net acres by 1976 and 3300 net acres by 1981.+ 


There appear to be three possible approaches to this problem 
(1) developments outside the region, as at Squamish or Van- 
couver Island, (2) new developments on the Fraser River, 

(3) development of Boundary Bay. These will now be discussed 
Separately. 


All cost comparisons have been made on the basis of data sup- 
plied by the promoters or the agency concerned but in 


*As noted on pages 7 and 8, we feel that, to be saleable, new 
sites in Boundary Bay would have to be filled and would there- 
fore be relatively costly. 


+"Deep water" as used here means deep as distinct from barge 
or scow-use water and means water of the order of depth now 
obtainable in the Fraser River, i.e. around 30 feet. Much 
greater depths are of course obtainable in Vancouver Harbour. 
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no case is profit or the cost of financing allowed for; 
that is, costs are based on engineer's construction esti- 
mates. It is our impression that in all cases only very 
preliminary designs have been made. Thus cost estimates, 
and therefore land costs, must be regarded as being very 
rough, quite apart from financing considerations, which 
might also be very important. 


Development outside the region 


(a) Squamish, while undoubtedly suitable for certain re- 
source-oriented industries, is clearly quite unsuitable 
for most of the industries foreseen for this region, which 
generally consider themselves tied to metropolitan markets, 
facilities or labour force. These qualifications would 
also apply to Vancouver Island sites. 


(bo) The cost of land at Squamish would depend on whether or 
not it was subsidized by the Provincial Government or by 
the P.G.E., but if not, the per acre cost would probably 
be quite high and comparable with acreage costs of the 
much more conveniently located Fraser River reclamation 
schemes (i.e. around $8500 per acre for raw land). 


(c) The scale of the development proposed at Squamish is not 
large in relation to the land needs of this region over 
15 years and the outcome of the Squamish proposal would 
not materially affect the problem which we are consider- 
ing. 


Development of the Fraser River 


At least four separate possibilities can be seen for develop- 
ment on the Fraser River. These are three possible reclama- 
tions schemes at (a) Sturgeon Bank (b) the Lulu Island peat 
bog opposite Tilbury Island (c) the marsh area generally north 
and west of Ladner; together with (d) a river dredging program 
east of the Pitt River to give deep water access to river 
sites in that area. These are shown on the diagram on page 4. 
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(a) 


(c) 


Sturgeon Bank: 

A proposal has already been made to develop 1500 acres 
of industrial land by dredge-and-fill methods behind a 
north-south breakwater off Sturgeon Bank. Apart from 
purely engineering matters it may be pointed out that 
the scheme lends itself to development in stages with a 
minimum of carrying charges on capital. According to 
our estimates these stages could easily be absorbed by 
the market for that kind and cost of land. The land 
created would not be cheap - perhaps $9000 per acre, 
unserviced and with no docking facilities, unless this 
could be reduced through a federal subsidy on harbour 
and breakwater works. 

It is not clear whether adequate ship manoeuvring space 
can easily be provided at the junction with the main 
channel of the Fraser. 


The Lulu Island Peat Bog: 


The significance of this area - which encompasses about 
1200 acres in two ownerships - lies in the fact that it 
abuts on about 2 miles of deep water frontage in a 
relatively accessible location on the north side of the 
river. If the bog, which seems not to exceed around 

12 feet in depth, could be filled with sand taken from 
the river in the course of routine dredging operations, 
relatively cheap deepsea sites could be created. If 
Special dredging had to be done the cost of raw land 
would be greater, and might amount to about $9000 per 


acre allowing for special ground stabilization methods, 
such as have recently been used in freeway construction 


in Burnaby. 
The Barber Island Area: 


Nothing specific is known about this area, but as it 
might encompass perhaps 1900 acres and would presum- 
ably also be a dredge-and-fill proposition it is men- 
tioned here as a possibility worthy of investigation. 
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Upper Channel Dredging: 

It has been established that it would be feasible by 
dredging to make the Fraser River navigable as far as 
Albion, to a depth comparable with that below New 
Westminster. This would open up a considerable, but 

not unlimited, amount of deep-sea land in Pitt Meadows 
and beyond. 

River considerations: 

The four possibilities mentioned suggest that the 
Fraser River should be regarded as a deepsea-industrial- 
Site complex of considerable variety and flexibility. 
The specific areas mentioned are all large but could be 
staged individually and collectively according to need. 
In addition, between them they seem to offer sites ata 
number of different cost levels, sothat the more centrally- 
oriented industries able to pay relatively high prices 
for land might prefer Sturgeon Bank or the Richmond Bog, 
while those searching primarily for cheaper land would 
naturally push eastward along the river towards the 
centre cf the valley. In this way the river area could 
accommodate flexibly the natural process of industrial 
site development. 

To complete this discussion of the Fraser River area 
several very important matters need to be stated: 

(i) Nothing is known about the economics of river 
dredging above the Pitt River, which would pre- 
sumably be the responsibility of the Federal 
Government. It may be doubted, however, whether 
the Federal Government would lightly accept such 
a proposal until it knew whether annual main- 
tenance dredging would be necessary and what it 


would cost. 
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It may be assumed that in due course a program 
of river training works will be undertaken by 
the Federal Department of Public Works in order 
to stabilize the channel below New Westminster 
and minimize maintenance dredging costs. This 
will presumably give a depth of 30 feet at low 
water at New Westminster. 


The development of all its available frontage 
would inevitably involve a considerable change 
in the character of the river as we know it 

and might affect the salmon runs and fishing 
operations. At this time only a few speculative 


comments can be made: 


(a) Pollution is only one of many factors capable 
Pee pecrerien. Uther critical factors 
such as flow, temperature and freedom to migrate 
will presumably remain unchanged. Sewerage 
studies in 1954 concluded that the minimum 
flow of the main channel of the Fraser is so 
great that raw domestic sewage from the met- 
ropolitan area could never conceivably be a 
problem to fish from the point of view of 
oxygen supply. This suggests that the degree 
of pollution from industrial sources would 
have to be considerable before it would encanger 
fish (this is not to say, of course, that 
pollution should be condoned on these grounds); 


(b) It is not possible to generalize from the ex- 
perience of other rivers. It is understood that 
on one hand great damage has been done to 
Salmon runs on the Lower Columbia in the 
United States, but that on the other hand the 
Hudson River through New York still Supports 
fish runs and it is anticipated that these can 
be increased. 
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(c) Certain factors would tend to mitigate the 
effects of industrialization, especially the 
trend towards more efficient industrial plants 
and the regulative activities of the Pollution 
Control Board. It is obvious also that it is 
not industrialization in general that matters 
so much as what type of industries and what 
kind of pollutants are permitted and under 
what conditions. 

It seems quite possible that with appropriate 

safeguards, industry and fish might well be able 

to co-exist - at least for many years yet - on the 

Fraser River. ‘We do not know and suspect that no 

one does at this time, but this is obviously one 

area which deserves both study and consultation 
between the fishing interests and those concerned 


with land development and government. 


8. Development at Boundary Bay 


The outstanding feature of the Boundary Bay Scheme is its 
sheer size (6300 industrial acres, 1430 residential acres, 
1000 acres park) together with the fact that the main dyke 
and various dyking and harbour works would have to be con- 
structed in the initial stage, involving very large initial 
expenditures. On this scale the initial basic cost of un- 
filled raw land, regardless of purpose, would appear to be 
about $2000 per acre. 


Apart from this, several other comments are necessary: 


(1) The scheme envisages a below-sea-level development in 
which the land would be as much as 20 feet below high 
tide. This implies, from the beginning and through 
the build-up of the area, perpetual maintenance of the 
dyke and the drainage and pumping systems by some body 
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responsible for the area as a whole. It also raises 

the question as to whether many industries could be 

induced to settle in such a location. Three pieces 

of evidence may be noted: 

(a) In this region most new plants of any size - such 
as LaFarge Cement, Crown-Zellerbach, and Dow Chemical 
- have filled their sites to above high water level, 
while Annacis Island does not depend on dykes as such 
for river protection but has adopted a much safer 
layout by filling the whole area to form a flat 
saucer having a minimum level only slightly below 
the highest anticipated river level. 

(b) It is understood that as a general rule flood in- 
surance is extremely difficult to get in dyked 
areas. 

(c) In a letter to this Board, the Business and Defense 
Services Administration of the U.S. Department of 
Commerce says ". . . .we know of no analagous situa- 
tion (i.e. to the Boundary Bay Scheme) in the U.S. 

In California all such tidal sites are filled to high 
tide level or above." Pees We aire “inclined -to 
agree with your premise that many industrialists are 
taking an increasingly wary view of potentially 
floodable sites." 
Under these circumstances and quite apart from the 
fact that suitable administrative arrangements might 
be made for maintenance of the dykes, there may be 
reason to doubt for psychological reasons, if for no 
other, that this kind of development would be satis- 
factory to many industries unless there were absolutely 
no alternative. 
2. It seems that the Boundary Bay Scheme offers only limited 
deep water advantage over that which can be envisaged 
for the Fraser River. The May 1960 report on the scheme 
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(p.9) mentions an intial channel and harbour level of 
28 feet below Canadian Geodetic Datum, which is equiva- 
lent to about 32 feet on an ordinary high tide and is 
much the same as the depth now maintained on the Fraser. 
An ultimate depth of 32 feet at low water (i.e. about 
40 feet at ordinary high tide) is mentioned. Although 
this is slightly deeper than that ultimately envisaged 
for the Port of New Westminster it is still not really 
"deep" water capable of accommodating "super-tankers". 


9. General Assessment 
In considering this problem it soon becomes apparent that 
the issue iS a complicated one which can best be looked at 
in two distinct ways, (1) What is likely to happen if all the 
private enterprises involved are allowed and enabled to 
undertake their schemes unrestricted and according to free- 
market economics? (2) What should be allowed and encouraged 
to happen in view of the broader interests of the region 
at large? 


The first question requires consideration of the extent and 
nature of the residual demand for industrial land (once the 
existing stock of suitable and available land has been taken 
up), together with the roles which the several potential 
developments might play in satisfying that demand. In other 
words "What kind of pie is it? How big is it? And how is 
it likely to be divided?" 


Our studies indicate that the total residual demand for 
industrial land between roughly 1966 and 1981 will amount to 
about 4800 acres. This is not a simple homogeneous demand 
but is distributed among large and small firms, deep water 
and shallow draft demand and "poor" and "rich" firms in 


terms of their ability to pay for land. 


A key determinant in the disposition of this demand is the 
price of land. If Boundary Bay land could be produced and 
sold at about $2000 per acre it would undoubtedly corner all 
of the demand by simply undercutting all competitors. If it 
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could sell at $4000 per acre its market would drop to 

3900 acres, and the "poorest" firms (mainly shallow draft 
industries) would have to seek land on the river east of the 
Prt River..eif it could only sell.at $9000 per acre or 

a little less, its effective market would drop to 2200 
acres; the "poorer" shallow-draft industries would continue 
to move eastwards; and dredging beyond Douglas Island would 
be necessary if some industries were not to be lost to the 
region. If it could supply land only at »9000 or more per 
acre, then it would be in direct competition with the other 
possible reclamation schemes and would have to fight for 


a share of 2200 acres. 


We can probably dismiss entirely the possibility of $2000 
land, since this figure makes no allowance for financing or 
basic servicing. Similarly $4000 land seems unlikely unless 
unusually liberal financing arrangements were made. It seems 
quite possible that saleable land could be produced for less 
than $9000 per acre but this (like possible cheaper land) 
would be unfilled, dyked land about whose saleability we 

have considerable doubts. In any case if dyked land at 
Boundary Bay were acceptable to industry similar land 

could equally well be created at Sturgeon Bank or any other 


aleais 


If the land were to cost $9000 per acre it would immediately 
find potential competition from at least one and possibly 

two reclamation schemes on the Fraser River. How would these 
competing schemes fare on the free land market? The strongest 
factor is simply that, other things being equal, almost all 
the industries foreseen in this region are city-oriented, 

that is, they will settle as near to the Greater Vancouver 
area as the cost and availability of land will allow. This 
desire relates to all the services and facilities that a 

big city has to offer as compared with a rural area, but 


even more it relates to the big-city market and to the range 
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of business and social contacts and opportunities concen- 
trated there. Since distance means both time and money 

the industrialist naturally settles as close to his in- 
terests as possible. The whole industrial settlement pattern 
of this region - and other regions - testifies to this fact. 
So also does the disappointment of those industries which, 
lured by cheap land, have settled prematurely beyond the 


range of the complex of urban communications and services. 


In this case it may be noted that the Boundary Bay develop- 
ment is 5 miles and one toll farther out than Sturgeon Bank 
and the Lulu Island Bog, and these are already on the outer 
edge of an area which is still semi-rural in many ways in- 
cluding the range and level of its services. 


Under these circumstances we may doubt whether Boundary Bay 
could compete with these more central areas under ordinary 
conditions of site development. One qualification should be 
noted, however. If Boundary Bay were to be developed by a 
company which, on the basis of a long-term interest in the 
area, arranged from the beginning not only for normal site 
services but for ancillary facilities and services such as 
banks, cafes, policing, customs warehouse and building 
maintenance;* and if an adequate nucleus of firms could be 
induced to settle at the start of the operation, then some 
of the disadvantages of Boundary Bay would undoubtedly be 


overcome. 


As we understand it Boundary Bay suffers from one other 
disadvantage resulting from its scale and from the need to 
build its costly main dyke at the start. The other develop- 
ments seem to offer much better opportunities for staging 
and therefore economical development in accordance with the 


growth of demand. 





*This would not hold for a pure leasehold operation similar to 
that at Annacis Island, since there is only a very limited 
market for leasehold land as yet. 
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It should be made quite clear, however, thet if these 
other developments did not take place, or did not take 


place in time, a development at Boundary Bay would be 


necessary to accommodate the continuing growth of the 


region. 


The 
est 
may 


(1) 


second question remains, relating to the public inter- 
in regional development and the following observations 
be made: 


If it were undertaken ahead of developments on the 
Fraser, Boundary Bay would be another "leapfrog" 
development. If successful - and to some extent even 
if it were not - it would probably spark associated 
residential development in Delta and Surrey, although 
Richmond lying between it and the Burrard Peninsula is 
still in a semirural-suburban stage and contains huge 
tracts of land, in various stages of subdivision, which 
are still to be developed. 


This would extend many services in an uneconomical way, 
especially water mains and roads at the municipal level 
and telephone, power, gas and public transit at the 
private utility level. It would also cause even more 
land to be broken up in expectation of sale, raise land 
values and taxes over a wider area, and make it more 
difficult to maintain economic farming in one of the 
most favoured and best cultivated land in the Dominion. 


In other words it would accelerate and increase urban 
sprawl, which is probably the greatest long-term problem 
of this small and land-poor region. 


It would tend to delay full development of the Fraser 
River. We believe that the potential of the Fraser as 

an industrial artery is now clearly demonstrable and that 
full development, both in the river and along its banks, 
is logical and desirable from the regional point of view. 
To bypass or dilute this potential would not be wise. 
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Coa ee 


The whole Boundary Bay area from Point Roberts to White 
Rock is the sunniest, driest area in the region and has 
acquired a recreational, summer-home character. Industrial 
development would alter this character considerably. It 
is true that no mass use is made at the moment of the 
foreshore which would be involved in the reclamation, 
but studies of the whole region show that our park 
potential is strictly limited to no more than two or 
three decades! demand, and that in particular we will 
face a shortage of useable beach frontage. Despite the 
apparent unattractiveness of Boundary Bay today, it is 
guite probable that in due course pressure from the 
metropolitan area might make large scale development for 


recreational use completely feasible. 


Conclusions 


(1) 


(3) 


This analysis suggests that there are many points 
of doubt regarding the feasibility of the Boundary 
Bay Scheme over the next 20 years, especially in 
relation to the acceptability of dyked land to most 
industries and to its ability to compete with more 
strategically located areas on the Fraser River. 


If these doubts are valid and if other competing develop- 
ments materialize, the Scheme as proposed appears to be 
quite premature at this time. 


In our view it would not be in the best interests of 
the region as a whole if a leapfrog development at 
Boundary Bay were to take place in the near future. 
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